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Dr.  Lee  S.  Dolson,  President 

Board  of  Education 

San  Francisco  Unified  School  District 

135  Van  Ness  Avenue 

San  Francisco,  California    94102 

Dear  Dr.   Dolson: 

The  San  Francisco  Public  Schools  Commission  has  been  examining 
issues  of  governance  and  budget  management  within  the  Unified 
School  District.     We  have  already  reported  to  the  Board  of 
Education  on  the  need  to  make  the  central  administration  more 
effective,  both  in  terms  of  management  and  financial   control. 
We  have  particularly  emphasized  the  need  for  the  Board  to  delegate 
adequate  authority  to  the  Superintendent. 

As  part  of  the  overall  study,  the  Commission  has  also  focused  on 
the  corollary  need  to  strengthen  the  administration  at  the  school 
site  level.     We  have  concluded  that  a  further  delegation  of 
authority  and  responsibility  to  deci si  on -makers  at  the  school 
sites  would  strengthen  the  educational  process. 

We  are  aware  that  the  Board  has  previously  endorsed  the  general 
concept  of  site  planning,  but  has  not  advanced  specific  plans 
to  implement  this  overall  goal.     The  attched  report  contains  a 
series  of  recommendations,  policies,  and  procedures  for  estab- 
lishing more  firmly  the  goal  of  school  site  management  within 
the  District. 

The  Commission  regards  school  site  management  as  a  fundamental 
administrative  objective  which  will   require  time  and  detailed 
study  to  implement.     To  assist  the  District,  we  are  preparing 
strategies  that  will   focus  on  such  key  issues  as  reinforcing 
the  role  of  the  principal,  forming  site  level  advisory  commit- 
tees, and  developing  school  evaluation  systems.     To  accelerate 
the  pace  of  implementation,  the  Commission  urges  the  Board  to 
adopt  the  policy  directions  contained  in  this  report. 

Sincerely, 

William  M.   Roth 
Chairman 
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BACKGROUND 

The  San  Francisco  Public  Schools  Commission  was  established  to  con- 
duct a  "comprehensive  review  to  pinpoint  problems  in  the  School  District, 
to  recommend  and  assist  in  the  implementation  of  agreed-upon  solutions, 
and,  through  that  process,  to  encourage  community  understanding  of  and 
empathy  for  the  difficulties  confronting  the  City's  education  system". 

Among  a  series  of  more  specific  charges,  the  State  Superintendent  for  Public 
Instruction  urged  the  Commission  to: 

•  assess  the  District's  present  governance  structure  and 
organization,  giving  attention  to  ways  of  increasing 
parent  participation  in  school  programs  and  to  the 
feasibility  of  placing  decision-making  as  close  to  the 
operational  unit  as  possible;  and 

•  examine  the  District's  present  budgeting  and  planning 
system  and  to  suggest  means  by  which  it  can  be  im- 
proved. 

With  these  objectives  in  mind,  the  Commission  proceeded  with  an  empirical 
study  of  the  "operational  units"  in  the  school  system.  Through  the  first  six 
months  of  the  Commission's  existence,  a  series  of  school  visits  were  made 
by  members  of  the  Commission.  More  than  fifty  schools  were  included.  These 
visits  were  not  intended  as  a  systematic  evaluation  of  those  schools;  rather, 
they  were  relatively  unstructured  and  designed  to  collect  impressions  of 
issues  and  problems  encountered  in  schools  by  teachers,  administrators, 
other  staff,  parents,  and  students. 

Many  favorable  comments  about  the  schools  were  received  during  these 
visits.  Nevertheless,  a  number  of  problems  were  articulated  to  or  observed 
by  Commission  members.  Among  the  most  pressing  were  the  following:* 

1 .  There  is  a  gap  between  the  responsibility  assigned  to  and  the  auth- 
ority given  to  the  staff  of  the  local  schools,  particularly  in  areas  of 
personnel  selection  and  evaluation,  purchase  of  materials  and  sup- 
plies, and  budget  planning. 

2.  There  is  a  lack  of  understanding  about  what  is  to  be  taught,  stan- 
dards in  such  areas  as  reading  and  mathematics,  the  promotion  of 
students  between  grades,  and  the  value  of  the  state-mandated 
achievement  testing  program. 


'These  findings  were  transmitted  by  the  Commission  to  the  Board  of  Education  in 
September  1975. 


3.  Parent  participation  and  community  involvement  in  the  individual 
schools  varies  widely  and  is  hampered  by  a  number  of  factors,  in- 
cluding the  high  rates  of  transiency,  distance  that  students  and 
families  must  travel  from  home  to  school,  and  the  receptiveness  of 
school  staff  to  such  participation  and  involvement. 

4.  The  school  principal  must  be  the  key  to  effective  staff  and  parent 
participation,  the  coordination  of  teaching,  and  the  maintenance 
of  satisfactory  relationships  among  staff,  parents,  students,  citizens 
and  the  district  administration. 

5.  There  is  a  disparity  in  the  amount  of  support  from  the  district  ad- 
ministrative office,  particularly  in  the  areas  of  personnel  services, 
procurement  of  materials  and  supplies,  and  policies  and  programs 
for  students  with  special  learning  needs. 

6.  There  is  a  high  rate  of  student  turnover,  which  those  interviewed 
attribute  to  high  pupil  transiency,  Field  Act  reconstruction,  pupil 
assignment  for  integration,  and  changes  in  the  population  of  the 
city. 

7.  There  are  a  number  of  schools  where  the  physical  environment  is 
detrimental  to  teaching  and  learning. 

8.  There  is  a  lack  of  understanding  of  the  roles  and  responsibilities  of 
various  categories  of  personnel  and  a  belief  that  many  persons  have 
not  had  training  for  the  positions  which  they  occupy. 

9.  Special  state  and  federally  funded  programs  frequently  distort  the 
basic  and  continuing  programs  of  the  schools,  causing  an  imbalance 
of  supplies  and  equipment,  emphasis  on  special  categories  of  services 
to  gain  additional  funds,  mandated  testing  programs,  inequities  in 
staff  rations  and  the  lack  of  security  of  limited  contract  personnel. 

10.  There  is  a  lack  of  comprehensive  district-wide  policies  dealing  with 
attendance,  counseling  and  guidance,  language  and  cultural  needs, 
student  safety,  disciplinary  policy,  and  helping  students  with  serious 
behavior  problems. 

Many  of  the  problems  pertain  directly  to  the  issue  of  governance  at  the 
school  site.  Further,  these  problems  suggest  corrective  actions  that  are  con- 
sistent with  the  State  Superintendent's  initial  presumption:  that  increased 
decision-making  at  the  school  site  level  will  improve  the  educational  system. 


The  Board  of  Education  has  also  recognized  the  need  to  increase  the  role  of 
planning  and  management  in  the  schools,  as  evidenced  most  recently  by  its 
resolution  of  June  1975  that  "the  .Board  wishes  to  proceed  to  the  concept 
of  site  planning  and  educational  functioning".  (#56-1 7A14) 

The  Commission's  study  of  site  management  and  planning  was  stimulated 
initially  by  concern  for  budgeting  at  the  school  level.  It  was  recognized 
early  that  a  budgeting  focus  was  too  narrow  and  that  other  management, 
planning,  and  evaluation  responsibilities  must  be  considered  as  well.  Al- 
though solid  research  evidence  is  not  available  to  support  the  contention 
that  student  achievement  will  improve  under  site  management,  there  is  a 
growing  belief  that  it  will.  More  and  more,  school  systems  are  accepting  the 
concept  as  a  policy  direction. 

The  Commission's  examination  has  centered  on  site  decision-making  as  a 
management  tool  for  ( 1 )  giving  those  persons  responsible  for  school  pro- 
grams the  resources  and  discretion  to  perform  as  professionals,  and  (2)  in- 
creasing responsiveness  at  the  site  level  through  mechanisms  and  defined 
roles  for  community  participation.  Efforts  were  made  to  study  the  experi- 
ence in  other  school  districts.  The  Commission,  however,  found  no  sub- 
stantial example  of  a  school  district  of  comparable  size  where  a  "site  man- 
agement" concept  had  been  implemented,  and  therefore  had  no  basis  on 
which  to  test  its  applicability  to  San  Francisco.  Consideration  of  policies 
that  will  advance  site  management  thus  represents  "new  ground"  for  the 
San  Francisco  Unified  School  District. 


THE   CONCEPT  OF   SITE  MANAGEMENT 

Simply  stated,  the  concept  of  sits  management  calls  for  a  shift  in  the  locus 
of  certain  elements  of  decision-making  from  the  centralized  district  struc- 
ture to  the  place  where  education  of  children  occurs:  the  school  site.  This 
concept  does  not  purpose  to  create  a  "decentralized"  structure  which  trans- 
fers all  discretion  for  educational  and  management  decisions  from  the  Board 
of  Education  and  the  Superintndent  to  school  site  principals,  teachers,  stu- 
dents and  community  representatives.  The  concept  of  site  management, 
however,  recognizes  that  decisions  relating  to  certain  management  functions 
should  rightly  continue  to  rest  with  the  centralized  structure,  while  it  assigns 
others  to  decision-makers  at  the  site  level.  The  Commission  advocates  a 
major  delegation  of  authority  and  responsibility  to  school  sites. 


District-wide  educational  performance  standards,  district-wide  discipline 
policies,  district-wide  personnel  policies  and  practices,  and  district-wide 
capital  budgeting  programs  are  examples  of  responsibilities  which  must 
clearly  remain  within  the  province  of  a  centralized  structure.  Collective 
bargaining  is  another  issue  which  requires  centralized  decision  making.  ( In 
fact,  many  of  the  policies  and  procedures  suggested  by  a  site  management 
can  be  expected  to  be  the  subject  of  negotiations  between  the  administration 
and  employee  organizations.) 

Although  the  Commission  recognizes  a  dynamic  relationship  between  cen- 
tralized and  site  governance  strategies,  the  Commission  believes  that  the 
concepts  of  centralized  decision-making  and  site  management  are  not  incom- 
patible. The  strength  and  vitality  of  one  relies  upon  the  strength  and  vitality 
of  the  other. 


The  Present-  Structure 

The  present  operational  structure  of  the  School  District  places  the  school 
principal  at  the  mid-point  of  an  "education  hourglass".  Above  the  principal 
are  the  program  and  policy  dictates  of  Federal  and  State  agencies,  the  voters 
of  San  Francisco,  the  Board  of  Education,  the  Superintendent  of  Schools, 
and  his  central  office  staff.  Below  are  those  involved  directly  in  the  educa- 
tional process:  teachers,  support  staff,  students,  the  parents  of  students,  and 
the  community  at  large.  The  concept  of  site  management  does  not  challenge 
this  basic  structural  alignment;  it  does,  however,  shift  the  emphasis  of  cer- 
tain significant  decision-making  responsibility  and  the  resources  to  strength- 
en that  shift. 

The  "education  hourglass"  analogy  recognizes  the  "community"  at  two 
levels:  as  voters  and  as  parents  of  students.  The  present  system  provides 
clear  access  for  their  participation  at  the  policy  level  through  voting  for 
members  of  the  School  Board  and  other  referenda.  Further,  at  some  school 
sites,  individuals  and  organizations  relate  actively  and  constructively  with 
principals  and  other  site  personnel  on  a  variety  of  matters.  Again,  the  con- 
cept of  school  site  management  encourages  and  expands  these  participation 
patterns;  it  emphasizes  and  formalizes  the  role  of  the  community  at  the 
site  level. 


The  Objectives  of  Site  Management 

There  are  therefore  two  essential  objectives  of  the  site  management  concept: 
( 1 )  to  recognize  the  pivotal  role  of  the  principal  in  the  education  process, 
and  to  reinforce  his  or  her  responsibility  with  the  resources  and  authority 
to  plan  and  implement  the  school  program,  including  allocation  of  resources 
at  the  school  site;  and  (2)  to  highlight  the  need  for  community  and  teacher 
involvement  in  these  site  decisions,  and  to  enhance  and  formalize  the  benefits 
of  community  and  teacher  exchange. 

To  some,  these  objectives  may  constitute  a  revolutionary  approach  to 
changing  the  educational  process.  They  do  involve  substantial  changes  in 
the  authority  of  key  school  personnel,  and  administrative  alignments  and 
relationships  will  be  affected  by  the  assignment  of  certain  decision-making 
prerogatives  to  school  sites.  The  Commission  believes,  however,  that  these 
changes  can  be  implemented  through  specific  policy  redirection  and  that 
they  do  not  require  an  overhauling  of  the  present  governance  structure. 


SITE  MANAGEMENT   RECOMMENDATIONS 

To  achieve  the  objectives  of  site  management,  the  Commission  proposes  the 
adoption  of  two  major  recommendations  and  a  series  of  supportive  policies. 
Some  of  these  are  new,  others  involve  restatements  of  policies  already  en- 
acted by  the  Board. 

It  is  recognized  that  considerable  attention  needs  to  be  paid  to  the  impli- 
cations of  these  policies  and  strategies  on  implementation  issues.  The  Com- 
mission therefore  advances  these  recommendations  with  confidence  that  they 
can  be  prudently  and  sensitively  implemented.  (The  Commission  is  proceed- 
ing to  examine  specific  issues  of  implementation  as  they  relate  to  these 
policies,  and  recommendations  will  be  forwarded  to  the  Board  of  Education 
at  a  later  date.) 

RECOMMENDATION  I: 

The  Board  of  Education  of  the  San  Francisco  Unified  School 
District  should  revise  its  policies  to  make  clear  that  in  fact 
the  principal  is  the  chief  executive  officer  for  each  school. 

Principals  should  be  held  accountable  through  the  Superintendent  to  the 
Board  of  Education  and  to  the  community  for  governing  the  school  site, 
and  must  be  granted  authority  commensurate  with  this  responsibility.  Cur- 
rently, principals  are  recognized  as  the  titular  heads  of  schools,  as  described 


in  their  job  description.  As  such,  they  have  a  general  responsibility  for  the 
governance  of  the  schools,  within  specific  regulations  determined  by  the 
central  administration.  With  clearer  policy  direction,  the  principal  will 
become  the  chief  executive  officer  of  the  school. 

Implementation  of  this  recommendation  requires  enactment  of  several  sup- 
portive policies. 

POLICY  I-A: 

Principals  should  have  the  final  decision  in  the  selection  and 
assignment  of  staff  and  teachers  within  the  schools. 
If  principals  are  to  be  held  accountable  for  the  performance  of  staff  and 
teachers,  their  role  in  selection  and  assignment  must  be  established.  The 
involvement  of  principals  more  actively  in  these  processes  will  cause  the 
District  to  re-examine  such  areas  as  tenure,  seniority,  and  affirmative  action 
and  to  consider  their  relationship  to  collective  bargaining.  Nevertheless,  the 
Board  of  Education  should  undertake  efforts  to  institute  a  revitalized  role 
for  principals  in  these  processes.*  Teachers,  parents,  and  students  at  the 
high  school  level  should  actively  participate  in  these  processes,  as  described 
in  the  section  on  School  Site  Advisory  Councils  discussed  below. 

POLICY  I-.B: 

As  provided  in  the  City  Charter,  principals  should  be  ap- 
pointed   under   four-year   contracts,    which    include    general 
descriptions  of  their  duties  and  responsibilities. 
Such  contracts  should  describe  the  expanded  role  of  principals  and  indicate 
criteria  for  evaluation,  as  well  as  cause  for  dismissal  or  reassignment.  Fur- 
ther, salary  scales  and  other  benefits  should  provide  incentives  for  improved 
performance.  The   School   Site  Advisory  Councils   should   be  involved   in 
principal  selection,  review,  and  evaluation.  The  final  decisions,  however, 
rest  with  the  Superintendent  and  the  Board  of  Education,  consistent  with 
the  education  code. 

POLICY  I-C: 

With  expansion  of  their  responsibility,  principals  must  be 
provided  wtih  inservice  training  to  increase  their  skills  in  plan- 
ning and  management. 

The  School  District  currently  provides  a  range  of  inservice  training  pro- 


fit may  be  possible  for  selections  to  be  made  from  a  "pool  of  teachers",  returning 
to  the  pool  those  who  do  not  fit  the  programs  or  site  objectives  beine;  advanced  by 
the  principal. 


grams  for  teachers,  administrators,  and  other  school  personnel.  If  principals 
are  to  be  expected  to  play  a  new  and  enlarged  role  at  the  school  site,  they 
must  be  helped  to  develop  the  skills  necessary  to  plan  and  manage  their 
responsibilities. 

RECOMMENDATION  II: 

The  Board  of  Education  of  the  San  Francisco  Unified  School 
District  should  adopt  a  policy  that  there  be  a  School  Site 
Advisory  Council  for  each  school. 

There  have  been  numerous  and  varied  efforts  to  involve  site  personnel  and 
community  representatives  in  decisions  that  impact  upon  the  District  and 
its  schools.  Parent  and  teacher  organizations  are  in  evidence  at  many  school 
sites,  some  designed  to  advise  specific  programs,  others  participating  in  more 
general  school  activities.  The  concerns  of  these  should  be  combined  in  the 
new  School  Site  Advisory  Councils.  These  efforts  should,  however,  be  di- 
rected to  relate  to  the  school  principal,  and,  reinforced  through  School  Site 
Advisory  Councils,  should  be  recognized  as  essential  elements  in  the  educa- 
tional process. 

POLICY  II-A: 

School  Site  Advisory  Councils  should  include  representatives 
of  teaching  and  support  staff,  parents  of  students,  the  com- 
munity-at-large,  and,  at  the  high  school  level,  students. 
It  is  essential  that  Advisory  Councils  be  established  to  reflect  broad  com- 
munity representation  and  teaching  staff  involvement.  Procedures  should  be 
developed  that  will  assure  that  the  concerns  of  these  and  other  groups  are 
fairly  and  legitimately  represented.  Such  procedures  should  be  sufficiently 
flexible  to  apply  to  the  varying  conditions  at  different  sites. 

POLICY  II-B: 

School  Site  Advisory  Councils  should  participate  in  such  tasks 
as    planning    the    schools'    budgets,    constructing    discipline 
policies,  assessing  educational  programs,  and  reviewing  per- 
sonnel performance. 
Although  the  responsibility  of  these  Councils  is  "advisory,"  their  active  par- 
ticipation in  planning  and  management  decisions  at  the  school  site  must  be 
evident.  The  principal  must  be  regarded  as  being  administratively  account- 
able to  the  Superintendent  and  the  Board  of  Education.  The  Superintend- 
ent's appraisal  of  principals  must  be  based  in  part  upon  their  effectiveness 
in  working  with  their  communities,  as  reviewed  and  reported  by  the  Ad- 
visory Councils. 


The  process  of  selecting  Advisory  Council  members  will  require  thoughtful 
attention.  Councils  should  be  structured  to  encourage  the  use  of  other  meth- 
ods of  soliciting  and  achieving  citizen  participation  in  the  school  stytem  and 
at  the  school  site  by  which  community  members  are  currently  interacting 
with  teachers,  school  officials,  and  with  each  other.  This  consideration  is 
particularly  important  given  the  fact  that  student  assignment  to  schools 
may  sometimes  make  difficult  the  ability  of  parents  to  participate  in  con- 
ventional advisory  committee  settings. 

SITE  MANAGEMENT  PROCEDURES 

Approval  of  the  foregoing  recommendations  and  enactment  of  the  related 
policies  will  establish  the  site  management  concept  more  firmly  wtihin  the 
District.  To  institutionalize  these  policies,  the  Commission  recommends 
that  the  Board  of  Education  endorse  specific  procedures  that  recognize  the 
new  role  of  the  principals,  the  teachers,  and  the  community. 

PROCEDURE  I: 

The  Board  of  Education  of  the  San  Francisco  Unified  School 
District  should  continue  and  expand  its  efforts  to  implement 
school  site  budgeting  and  accounting,  and  increase  wherever 
possible  the  amount  of  discretionary  funds  available  for  site 
determination. 

Approximately  80%  of  the  School  District's  budget  is  absorbed  in  salaries. 
These  and  other  budgetary  items  pertain  directly  to  school  site  matters. 
They  should  be  identified  and  made  available  for  "site  determination". 
Implementation  of  this  procedure  should  require  identification  of  specific 
sums  of  money.  At  a  minimum,  however,  implementation  will  involve  new 
administrative  arrangements  between  school  sites  and  centralized  offices, 
and  potentially,  new  bases  for  distributing  funds  within  the  District,  con- 
sistent with  educational  needs. 

This  procedure  recognizes  the  authority  of  the  principal,  in  consultation 
with  the  School  Site  Advisory  Council,  to  make  budgetary  and  personnel 
decisions  that  pertain  to  the  school  site.  The  central  administration, 
through  the  policies  of  the  Board  of  Education,  must  retain  responsibility 
for  determining  overall  District  priorities,  criteria  for  allocating  funds,  bud- 
get procedures  and  standards  for  expenditures.  Finally  ,this  new  dimension 
of  authority  for  the  principal  will  require  considerable  retraining  of  both 
site  and  central  office  personnel.  Personnel  at  both  the  sites  and  the  central 
office  must  be  given  resources  to  implement  these  changes. 


PROCEDURE  II: 

The  Board  of  Education  of  the  San  Francisco  Unified  School 
District  should  establish  procedures  that  promote  an  annual 
planning,  progress,  and  evaluation  report  for  each  school  site. 

The  planning  process  at  the  site  must  evolve  through  cooperative  efforts  by 
the  principal,  site  staff,  and  the  School  Site  Advisory  Council.  An  annual 
planning  report  should  be  developed  which  specifies  the  school's  goals  and 
objectives,  and  describes  strategies  for  achievement.  A  second  section  of  the 
report  should  focus  on  an  evaluation  of  the  school's  progress  toward  achiev- 
ing previously  established  goals.  This  evaluation  section  might  be  construct- 
ed in  part  on  the  basis  of  the  School  Evaluation  Profile  now  being  developed 
by  the  Commission.  The  report  should  specifically  provide  opportun- 
ity for  site  staff  and  the  School  Site  Advisory  Council  to  define  the  school's 
plans  and  comment  on  its  achievement.  Technical  assistance  in  the  prepara- 
tion of  the  reports  may  be  needed  by  some  schools  and  should  be  provided 
by  the  central  administrative  staff  at  the  District.  The  Superintendent 
should  regard  this  document  as  a  dynamic  planning  device  and  a  tool  to 
evaluate  site  personnel,  particularly  the  principal. 


CONCLUSION 

The  .Board  of  Education  has  recognized  the  need  to  increase  the  role  of 
planning  and  management  at  the  school  site  level.  Further,  a  number  of 
recent  actions  by  the  District's  administration  have  reflected  this  general 
policy  direction.  In  order  to  firmly  establish  school  site  management  as  an 
objective  of  the  San  Francisco  Unified  School  District,  however,  the  Com- 
mision  recommends  adoption  of  the  specific  policies  and  procedures  con- 
tained in  this  Report. 


